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I. 



ECONOMIC CONDITIONS AFFECTING THE SUF- 
FRAGE IN COLONIES. 

The question of suffrage occupies a significant position in 
the general field of colonial government. While usually 
considered as a single problem, it is in reality made up of 
several important questions. In the first place, should suf- 
frage qualifications be determined by the colony or by the 
mother country ? On this point there is comparatively little 
difference of opinion. Since the home government is ulti- 
mately held responsible for the progress and development of 
the colony, it is only natural that the mother country should 
fix the suffrage qualifications in such a way as to subserve 
these ends and to prevent dangerous political disturbance. 
It is, therefore, only in the more advanced and highly- 
developed colonies, where political as well as economic prog- 
ress has been attained, that the determination of these 
qualifications is to be safely entrusted to the colonial govern- 
ment. While Canada, for instance, is permitted to define 
her own suffrage qualifications, in the great body of English 
colonies these are determined by the imperial legislature. 
In the next place, it may be asked, are there certain condi- 
tions which require particular suffrage qualifications? Do 
tropical conditions call for a different arrangement of the 
suffrage than the temperate climates ? Under what circum- 
stances is a property or an educational qualification respec- 
tively required, and how far do racial characteristics enter 
into the determination of the franchise ? While these ques- 
tions cannot be answered satisfactorily by the formulation of 
general rules, it is, nevertheless, of interest to examine the 
various ways in which a solution has been attempted, as well 
as the degree of success obtained. 

It will be generally agreed that where the resources of the 
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colony are undeveloped and civilization has not advanced to 
any considerable extent, the suffrage qualifications should be 
so arranged as to make it possible for only a small percent- 
age of the population to vote. And, conversely, high eco- 
nomic and social development will lead to the inference of 
wide participation in the franchise. The basis of self-gov- 
ernment being at hand, the natural product can be realized. 

In fact, the real point at issue in all the questions pro- 
pounded above is as to how far the system of government 
and the extent of the franchise necessarily involved in it are 
dependent upon economic conditions and upon racial char- 
acteristics. Or, to state the problem in still broader terms, 
how far are political questions dependent upon environment 
and upon heredity? These two forces constantly interact 
upon one another — ^now one exerting the predominant influ- 
ence and now the other. The state of industry, with its 
natural physical basis in such elementary conditions as soil, 
climate, surface and minerals, may have developed so far 
as to call forth latent powers in the population scarcely 
expected. With the development of commerce there comes 
an influx of democratic ideas due to the intermingling of 
various types of men through business interests. 

Liberal ideas are bound to spread under these circum- 
stances and political development is affected by the general 
democratic influences. This is but one instance, out of 
many, that might be chosen to illustrate the point. The 
nature of the suffrage qualifications must be largely piodified 
by the environment, both on its industrial and physical side. 

On the other hand, these environmental factors are slow 
in operating and sometimes exert little effect for long periods 
of time. Indeed, in some cases their influence may be hardly 
noticeable and the hereditary forces may long be uppermost 
in the struggle between the two. The attitude of mind and 
habits of thought developed by subjection to influences ex- 
tended over long periods of time are extremely difficult 
to eradicate. They find expression in racial characteristics 
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and are everywhere recognized as vitally affecting political 
government. 

The relation of these different factors in the problem of 
suffrage is well brought out in English experience in colo- 
nial government. Before analyzing the influences affecting 
the suffrage qualifications in the new dependencies of the 
United States, it may be well to examine the conditions ex- 
isting in some of the more important English colonies. 

In Australia, the colonies of New South Wales, Victoria 
and Queensland possess practically universal suffrage — 
there being neither a property nor an educational qualifica- 
tion for the election of members of the l^islative assembly. 
The physical and social conditions which form the basis of 
this system are easily discernible. The climate is such as to 
permit the existence and survival of an efficient type of man, 
there is a well-organized system of industry, production has 
advanced to a point where general prosperity prevails and 
the resources of the colonies are well utilized. Sufficient 
means of communication have been established to dissemi- 
nate common political ideas, to make possible common stand- 
ards and general interests and to provide bonds for uniting 
the different parts of the country into a homogeneous whole. 
The character of the population denotes a considerable de- 
gree of intelligence and capacity for self-government, and 
the original inhabitants make up a very small percentage of 
the total population. With British subjects constituting 
almost the entire population, and with the consequent prev- 
alence of English ideas and habits of thought representing 
a long and continuous development of civil and political lib- 
erty, it is possible to establish successfully a broad and lib- 
eral suffrage. Now if we contrast Australia with Jamaica, 
we observe a problem of a totally different character, a prob- 
lem which has been solved by the establishment of a prop- 
erty qualification in order to exclude the incapable element 
from political activity. On account of social and physical 
conditions, the suffrage in a tropical colony frequently re- 
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quires a different regulation from that in a more temperate 
dependency. The soil and climate affect the character of 
industry and type of man to be dealt with, and this in turn 
reacts upon the political capacity of the individual. Jamai- 
ca's decline in fortune is now generally conceded to have 
been caused by lack of cheap, efficient labor, and the failure 
of the cane sugar industry. These have caused economic 
distress and consequent political discontent. In addition, 
the negro forms the great bulk of the population — ^the whites 
constituting only 254 per cent of the total number of the in- 
habitants. England has therefore employed the property 
qualification to prevent the ultra-radical classes from secur- 
ing political control. With the increasing decadence of eco- 
nomic conditions, even this safeguard has proved insuffi- 
cient, and the powers of the elected legislators have been 
counteracted by the appointed members of the council. 

In Cape Colony, also, the conditions are widely different, 
in some respects, from those prevailing in Australia and 
somewhat resemble, so far as the constituent elements of the 
population are concerned, the conditions existing in Jamaica. 
There is a fair degree of prosperity and the climate is more 
suited to a high type of labor than in Jamaica. The prod- 
ucts are largely agricultural and pastoral, but in addition 
there is considerable mining and some slight attempt at 
manufacturing. Roads and railways have also been opened 
and materially aid the growth of industry. But the char- 
acter of the population is altogether different from that of 
the Australian colonies. A glance at New South Wales, the 
foremost colony of Australia, will serve to illustrate this. In 
that colony, out of a population of over one million and a 
quarter, only seven thousand are aborigines and half-castes. 
But in Cape Colony three-fourths of the population are 
negroes or half-breeds, possessing little or no education. 
While about two-thirds of the European population are able 
to read and write, only 7 per cent of the colored races are so 
qualified. Under these conditions, therefore, a wide exten- 
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sion of the franchise would be incompatible with efficient 
government. The property qualification was consequently 
prescribed, and no one allowed to be newly-registered as a 
voter who could not sign his name and write his address and 
occupation. England thus employed here both the property 
and educational qualifications to secure an intelligent and 
capable electorate. 

Although our political ideals have been those of equality 
and political liberty, we have, nevertheless, consciously or 
tmconsciously, followed the example set by Great Britain in 
the determination of suffrage qualifications for colonial de- 
pendencies. This is not to be attributed to imitation, but 
to the necessities of the case. However tenaciously a nation 
may cling to the ideal of political equality, such an ideal can 
only be realized in localities where the foundations of equal- 
ity exist. Recognizing the force of this, the United States 
has employed the educational and property qualifications in 
fixing the conditions necessary for the enjoyment of the 
franchise in colonial possessions. As the educational test 
is exclusively employed in Hawaii, it will be discussed first. 

Hawaii is the most favorably situated of the lands recently 
acquired by the United States. Aside from the fact that the 
islands had become extensively Americanized before their 
annexation, their physical environment is favorable to eco- 
nomic advance and political growth to a great degree un- 
usual in a tropical country. Although situated in the tropics, 
the temperature is so modified by trade winds and ocean 
currents as to produce a climate distinctly different from 
other regions in the same latitude. The average tempera- 
ture, 75 degrees, is thus probably reduced ten degrees below 
the normal temperature of countries similarly situated. Al- 
though the islands are mountainous and volcanic in origin, 
the soil is highly fertile and productive — the lava decom- 
posing into rich red soils particularly adapted to the cultiva- 
tion of sugar. This sound agricultural basis is of the first 
importance to Hawaii, as the comparative lack of coal and 
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minerals prevents the extensive development of mining and 
manufacturing industries. In fact, agriculture constitutes 
the industrial backbone of the islands, capital being almost 
exclusively engaged in the cultivation of sugar-cane. A 
reference to trade statistics will best illustrate the paramount 
importance of this product. In 1897, ^^^ ^^ total exports to 
the value of $16,021,775, the exportation of sugar amounted 
to $15,390,223, while nearly one-quarter of the total popula- 
tion was employed on sugar plantations. Practically all of 
this trade went to the United States. The; islands are thus 
dependent upon the market of the mainland and have be- 
come subject largely to American influences which are con- 
tributing much to the general prosperity and development 
of the country. In the establishment of railroads and better 
means of communication, American enterprise has also been 
brought to bear, although much still remains to be done in 
this direction. 

Closely connected with the economic life, and the conse- 
quent political possibilities of Hawaii, are the labor condi- 
tions prevailing in the islands. This brings us to the general 
question of the population of the islands, its character and 
the relative numerical strength of its elements — 3. question 
upon which so much depends in the determination of suf- 
frage qualifications. According to the census of 1896, the 
population of the islands amounted to 109,020. Of this 
number the Hawaiians came first with a population of 39,- 
504; the Japanese second, 24407; the Chinese third, 21,616; 
and the Portuguese fourth, 15,919. Only three thousand 
(3,086) are Americans, and Europeans constitute the re- 
mainder of the population. Although a small minority, the 
Americans have practically controlled the affairs of the 
island and, together with the British and Germans, managed 
the business relations of the archipelago. The bulk of the 
agricultural work is performed by the Japanese and Chinese, 
the native Hawaiians being averse to plantation labor and 
having a preference for personal service. One-half of the 
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Japanese and over one-third of the Chinese are employed on 
the sugar plantations. Originally the Hawaiians themselves 
worked on the plantations, but as the demand for agricul- 
tural labor increased after the expansion of the sugar indus- 
try in 1875, when a reciprocity treaty was made with the 
United States, they were unable to meet the new demands 
for labor, and the planters were therefore forced to look else- 
where for the required supply. An unfortunate experience 
in the violation of labor agreements led to the introduction 
of a contract system of labor, in order that the planters might 
be protected at a time when it was absolutely necessary that 
a sufficient supply of labor should be at hand to carry on 
the operations of the sugar industry. A proper understand- 
ing of this is necessary to explain the existence of such a 
large number of Asiatics on the islands, and the effect in 
turn upon industrial and political conditions. This contract 
system, which furnishes house rent and weekly wages of 
three dollars, attracts a comparatively low type of labor and 
sets a low standard of living. But a high political develop- 
ment of the islands can only be fully realized by the intro- 
duction of efficient labor and a high standard of life. The 
productive power of such labor is relatively much greater 
than the temporary additional expense entailed in increased 
wages. As has been shown, climatic conditions also are 
favorable to white labor, since the islands are tropical only 
in so far as latitude is concerned. However, the actual as 
well as the formal control of the islands by the United 
States, and the consequent probable application of American 
methods of industrial enterprise, will exert an influence 
tending to replace the lower type of labor for the higher and 
more efficient. 

The natives, composing nearly two-fifths of the entire 
population, are necessarily an important factor in the social 
conditions prevailing in the islands. Upon their character 
will depend, in large part, the determination of the suffrage 
qualifications. The decrease in the number of natives. 
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brought about chiefly by disease, has done much, however, 
to affect their importance in territorial affairs. Those that 
have survived are of a kindly disposition and obedient to 
law, although not highly industrious. Naturally it is diffi- 
cult to eradicate traits and dispositions acquired in a primi- 
tive state, and it would be unreasonable to expect no trace 
of them to remain. But great transformations have been 
wrought in the native through the combined influence of 
missionaries, intermarriage and education. The moderate 
treatment which he has received at the hands of foreigners 
was begun by the missionaries, and Christianity also accom- 
plished much in modifying his naturally easy-going disposi- 
tion. Intermarriage with Mongolians and Caucasians has 
considerably changed the physical and mental characteristics 
of the native, and helped to establish a community of inter- 
ests throughout the island which reacts to the advantage of 
the community and native alike. Finally education, begun 
by the missionaries and afterwards undertaken by the gov- 
ernment has materially benefited the native. A system of 
public schools (in which English is the medium of expres- 
sion), high schools, colleges and industrial schools, have 
been established. Education is compulsory between the ages 
of six and fifteen, and one-eighth of the total budget is de- 
voted to the support of the schools. Fifty per cent of the 
teachers are Americans, and American methods are em- 
ployed in teaching. In consequence of this thorough atten- 
tion to education, Hawaii has a high percentage of literacy^ 
64 per cent of the population being able to read and write* 
But, in reality, the percentage among the native Hawaiians 
is much higher (84 per cent), because the lack of education 
among the Asiatics and Portuguese reduces the general 
average. In this way a great transformation is being 
worked in the original native, making natives more intelli- 
gent and less intemperate. But naturally he still retains 
traces of the former indolence, and must undergo further 
development in order to assert himself in industry or politics. 
These, then, were the chief industrial and social condi- 
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tions prevailing in the islands at the time of their annexa- 
tion to the United States. From what has been said, it will 
be seen that Hawaii possessed factors which warranted some 
degree of local autonomy, although the conditions undoubt- 
edly required a limitation of the suffrage in order to secure 
efficient government. The islands were prosperous because 
of their great sugar interests, which had been brought into 
close relation with the United States. The general level of 
education was also relatively high. There had been little 
governmental oppression, and a general community of inter- 
ests was being formed. But the people had not sufficient 
training in self-government and the population contained a 
large number of Asiatics not in harmony with the best inter- 
ests of the islands. The native, although intelligent, was not 
aroused to the full sense of industrial and political responsi- 
bilities. The Act of April 30, 1900, providing a government 
for the territory of Hawaii, attempts to meet these condi- 
tions. It confers a measure of local self-government, and, 
at the same time, employs means to bring the administration 
of Hawaiian affairs into harmony with American ideas and 
institutions. Although Hawaii is prosperous and educated, 
it is hardly necessary, in the light of the conditions just re- 
viewed, to say that universal suffrage at present would not 
be in harmony with the best interests of the islands. The 
exclusion of the Asiatics, representing, as they do, the most 
un-American ideas, is essential, and is easily accomplished 
by permitting only citizens of the United States to vote. The 
extent, however, to which the native is to be enfranchised is 
another question altogether. Constituting two-fifths of the 
population, his position is totally different from that of 
the native of Australia, where England is able to per- 
mit manhood suffrage. He occupies, however a posi- 
tion less important numerically, than the colored race in 
Jamaica, where property, or in Cape Colony, where edu- 
cational qualifications are provided. But his educational 
development is vastly superior to theirs, and the problem is. 
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therefore, less difficult to solve. Lack of industrial develop- 
ment and political training is his chief drawback. It is con- 
sequently necessary to exclude the most inefficient from 
political participation in order to secure order and stability 
in government. The means more often employed by Eng- 
land to accomplish this is the property qualification. But 
the United States has taken the view that intelligence in 
voting may be secured without insisting, at all times, upon 
the ownership of property. 

Besides the usual qualifications of age, citizenship, resi- 
dence and registration, the additional test of ability to speak, 
read and write the English language has been established. 
But it is a question whether, in the long run, more good 
would not have been accomplished by requiring stricter tests 
or qualifications of a different character. If the object is to 
enfranchise as many of the inhabitants as possible, then it is 
well enough to take that qualifications-education — ^which is 
most generally enjoyed, as a basis for the exercise of the 
franchise. But if the policy has in mind the development of 
certain necessary qualities which are still in a rudimentary 
state, so that by this higher development a real step in the 
direction of progress can be made, then it is a wiser policy to 
require conditions for the exercise of the franchise, which, 
though necessary for progress, are perhaps not strongly 
developed in the populatictfi. In other words, a premium is 
put on that condition which is essential for further progress 
in the community, but which, by reason of a backward state 
of development, is not generally possessed in the com- 
munity. To apply this thought, education is the condition 
that is generally possessed by the natives of Hawaii, but 
industrial development does not exist to the same extent. 
The native is rather easy-going, and lacks industrial effi- 
ciency. A property qualification might thus encourage the 
native to further effort in the line most needed — ^that of 
industry — ^so that by the possession of property he could 
enjoy the franchise. 
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Again^ an educational test does not stand for the same 
national characteristics as a property qualification. With 
the ownership of property there usually goes a conservative 
disposition^ but one may easily have the ability to read and 
write, and still lack the sense of political responsibility. In 
fact, a simple rudimentary education, such as mere ability to 
read and write, may often result in unsettled political ideas, 
unless accompanied by the disciplinary influence of indus- 
trial activity. Sound and efficient administration of govern- 
ment requires a certain measure of conservatism which the 
ownership of property almost invariably nourishes, because 
of the additional interests and responsibilities which its 
ownership entails. 

The conditions in Porto Rico and the Philippines present 
to the United States a problem different in many respects 
from those of Hawaii. The long regime of Spanish influ- 
ence in the former colonies, from which Hawaii was free, 
gave rise to distinctive economic, political and social charac- 
teristics, while the thoroughly tropical nature of the islands 
added a marked difference in the physical basis of govern- 
ment. Both possessions are situated in the heart of the 
tropics, Luzon being on the same parallel of latitude with 
Porto Rico. Since there are not so great modifying influ- 
ences as in Hawaii, the climate is distinctly tropical, and the 
thermometer in Manila and San Juan frequently reaches 90 
degrees, although the average temperature is lower in both 
cases. This fact produces a marked effect on individual 
vigor and industrial efficiency, reacting upon the welfare of 
the islands and placing them at a greater disadvantage than 
Hawaii. The soil is fertile and particularly adapted to the 
growth of tropical products. In the Philippines, the staple 
articles are hemp, copra from the cocoanut, sugar and to* 
bacco. Tc^ether they constitute 97 per cent of the exports. 
In Porto Rico the most important products are coffee, sugar 
and tobacob, which constitute about 95 per cent of the ex- 
ports. Some mineral deposits of coal, copper, gold and iron 
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are known to exist in both regions, but mines are not worked 
to any extent, in either. The islands, therefore, rely almost 
entirely upon agriculture as their principal source of indus- 
try and maintenance. But in this they* have been handi- 
capped and prevented from attaining a normal development, 
through lack of capital and efficient methods of production 
on the one hand, and the absence of a system of roads and 
communications on the other. The generally low level of 
industrial intelligence reacts upon the political life of the 
people and makes self-government difficult and precarious. 
To understand properly the situation as regards suffrage it 
will be well to examine briefly, in both territories, the gen- 
eral social conditions of the population. 

The labor problem is a difficult one in the Philippine 
Islands. The native is an unsteady worker, not to be relied 
upon. A short spell of work is followed by an extended 
period of idleness, during which he enjoys the small amount 
accumulated from his labor. This dislike of systematic work 
has resulted in numerous industrial failures, and has finally 
led to the employment of Chinese labor. The low wages 
paid, ranging from four to eight dollars per month, prevents 
all possibility of securing more efficient labor from other 
outside sources. 

The factor of most vital political significance is the make- 
up and general character of the population. The number of 
inhabitants of the Philippine Islands is estimated at 8,000,- 
• 000, and these are scattered over nearly 2,000 islands, with 
an area of over 164,000 square miles. They consist of about 
25,000 Europeans and Americans, 125,000 Chinese and a 
great variety of tribes forming the bulk of the popula- 
tion. These tribes belong to three races — ^the Negrito, Indo- 
nesian and Malayan. On account of the great number of 
tribes scattered over the archipelago, and beyond easy access 
in many instances, it is difficult to get an exact estimate of 
their relative numbers. But the Schurman Commission 
placed the number of Negritos at 25,000; the Indonesians at 
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250,000 and the Malays at over six millions. The Negritos 
are short, black and of a primitive character, roaming 
around in the mountainous regions and manifesting no in- 
clination for mental improvement. The Indonesians are 
light in color and physically superior to the Negritos, and 
some are rather intelligent. As these two races are, for the 
most part, indolent and peaceful, manifesting little prefer- 
ence for any particular form of government, the United 
States has had no serious trouble with them. The Malays 
are of medium height and commonly designated Filipinos. 
The Tagals and Visayans are the most important and domi- 
nant tribes of this race. They are rather industrious and 
patriotic, and from them has chiefly come the resistance to 
the United States. Taken together, these races are split up 
into more than eighty tribes ; the numbers within the more 
advanced tribes are greater, taken as a whole, than those 
farther down in the scale of civilization. The most undevel- 
oped are deficient, both morally and mentally, and mani- 
fest cunning, treachery and cruelty. Polygamy and slavery 
have also been practiced by them. On the other hand, the 
more advanced tribes are Christianized and possess consid- 
erable mental capacity. While these tribes are fewer in 
number, they, nevertheless, constitute the majority of the 
population. It is this striking difference in tribal character- 
istics that accounts for such radically different estimates of 
the character of the natives that have been frequently given. 
It is almost impossible to arrive at a general characteriza- 
tion of the people that will not reflect what is true of only a 
portion of the population. 

It is frequently asserted that the Filipinos, in so far as 
natural capacity is concerned, possess the possibilities of ad- 
vancement, present a fair degree of civilization — Shaving em- 
braced Christianity and become more or less acquainted 
with many civilized customs and usages. But, at the same 
time, no one denies that ignorance and illiteracy prevail 
almost everywhere. This is due to the most inadequate sys- 
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tem of public instruction formerly provided by the Spanish 
authorities. According to the former law, every five thou- 
sand inhabitants were to be provided with one male and one 
female teacher — ^instruction to boys and girls being given 
separately. That is, for every twenty-five hundred inhabi- 
tants there should be one teacher. But even this inadequate 
provision was not carried out. The report of the Schurman 
Commission shows that there was only one teacher for every 
4,179 inhabitants and where the population was densest, the 
lack of educational facilities was greatest. In failing to es- 
tablish sufficient schools and excusing parents on that 
ground from sending their children to school, the Spanish 
law rather aided the spread of illiteracy than the growth of 
education. The small compensation paid to teachers like- 
wise acted to the disadvantage of the educational system by 
preventing the proper type of individual from entering the 
field. A comprehension of these deficiencies in the school 
system will make clear the inability of the Filipino for self- 
government and the proper exercise of the franchise. 

It is almost a truism to say that the success of democratic 
principles applied to government depends primarily upon 
the educational opportunities of the masses, or that where 
such are lacking, the possibility of a widely-extended suf- 
frage and local self-government is vague and shadowy. 
Therefore, the problem of the United States in establishing 
the required educational foundation, is one of the most im- 
portant factors in the successful solution of the Philippine 
suffrage problem. Already attempts are being made to bring 
about improvement in this direction. A centralized school 
system with adequate means of instruction and school facili- 
ties, with a language basis of English, is being inaugurated 
and will finally exercise a potent influence in the up-building 
of the islands. 

But there are other elements, besides illiteracy, making a 
widely extended franchise impracticable. Attention has al- 
ready been called to the great number of tribes existing in 
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the islands, which makes it impossible for the people to^ be- 
come an unified nation. They are only an aggregation of 
different groups with diverse languages, laws and customs. 
No national homogeneity can be realized while such funda- 
mental differences exist. There is no consistent basis on 
which to build. The people are still largely in the tribal 
stage of development and their sympathies are confined to 
the narrow unit. The concept of nationality has remained 
undeveloped in them. 

Another difficulty in the political situation is their lack 
of actual experience in the art of government. Under the 
Spanish regime, the system of administration was one of 
complete centralization and almost no opportunity was given 
to the vast majority of the inhabitants to secure political 
training. The suffrage was so restricted that only an insig- 
nificant portion of the population was admitted to the elec- 
toral body. In the towns, where the elections occurred, only 
those that were known as the "principalia" were permitted 
to vote. This body was made up of past and present office- 
holders and individuals paying an annual land tax of fifty 
dollars. The right of those who paid a tax of equal 
amount on personal property, or an equal sum in the form 
of business taxes, and the right of professional men to vote, 
was not recognized. Thus, only the intensely conservative 
classes were admitted to the franchise, and individuals thor- 
oughly capable of exercising this privilege were disqualified. 
The radical and even the progressive elements of the people 
were excluded from the franchise. But the voting power 
possessed by the principalia amounted to little on account 
of the highly-centralized system of administration in the 
government of the archipelago, whereby the governor-gen- 
eral and his subordinates controlled the actions of the local 
bodies. The free expression of the popular will was also 
hindered by the close connection between the religious or- 
ders and the state, whereby the friars exercised so strong 
an influence in political affairs. 
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With this resume of the conditions in the islands, we are 
able to see the difficulties to be confronted in any attempt to 
establish real representative government. We can under- 
stand, in some degfree, the forces which should influence the 
determination of the suffrage qualifications. These qualifi- 
cations at present consist, according to the enactment of the 
United States Philippine Commission, of the usual requisites 
of age, citizenship and residence, together with any one of 
the following special qualifications : ( i ) Ownership of real 
property to the value of 500 pesos or annual payment of 
at least thirty pesos of the established taxes ; or (2) ability 
to speak, read and write the English or Spanish language; 
or (3) former tenure of certain official positions. The 
United States, therefore, has relied mainly upon the prop- 
erty or educational qualifications in attempting to secure an 
efficient electorate. Considering the great lack of industrial 
development, the general illiteracy in the islands, and the 
composite character of the population, with little, if any, 
political training for the masses, the conditions imposed are 
not burdensome. In fact, the question is whether they are 
stringent enough. It is safe to say that the English would 
not, under such circumstances, have extended the franchise 
with such liberality. A "crown colony" form of government 
would probably have been provided at first. It seems to be 
intended for just such a territory, with undeveloped re- 
sources and a composite and untrained population. But it 
must be remembered, however, that the qualifications named 
apply only to the election of local officers. Nevertheless, 
even here, the advisability of such a policy is questionable. 
The attempted solution is only experimental after all, and 
experience has proved that in political experiments it is 
better to err on the safe side. That is, the imposition of 
strict conditions at first, in the exercise of the franchise and 
the gradual removal of the restraints, seem to yield better 
results than the pursuance of an opposite policy. The United 
States, ih her missionary work of training politically unde- 
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veloped people for self-government, has taken an optimistic 
view of the situation, but hereditary incapacity, the accumu- 
lated growth of generations, must be given due weight and 
consideration. 

Turning now to Porto Rico, where the educational or 
property qualification is also optional, a similar examination 
will be made of the conditions which must determine the 
success or failure of the system of popular suffrage. Its 
physical basis has already been noticed. Like the Philippine 
Islands, Porto Rico is a tropical country possessed of abun- 
dant natural resources for the pursuit of agriculture. In 
fact, mining and manufacturing occupy an insignificant 
position in the island, the great majority of the people being 
employed in agricultural lines. The exact social condition 
of these laborers, and the general character of the popula- 
tion, will be of interest. 

By the Spanish census of 1897, the poulation of Porto 
Rico was 890,820. They were divided into three classes — 
the whites, the mixed or mulattoes, and the blacks or pure- 
blooded negroes. The whites were considerably in the major- 
ity, constituting at that time about 64 per cent (573,096) of 
the entire population. The mulattoes numbered 27 per cent 
(241,895), and the pure negroes only 9 per cent (75,829). 
These last two classes are the survivors and descendants of 
those who were slaves in 1873, at which time they were set 
free. At the recent census taken by the United States, the 
make-up of the population was found to be essentially the 
same — ^the whites constituting over three-fifths of the num- 
ber of the inhabitants. But there was an increase of 7 per 
cent in the total population, which now numbered 953,243. 

It is shown by this census that Porto Rico is about as 
thickly populated as New Jersey, having 264 persons to the 
square mile. This is seven times as dense as Cuba's popula- 
tion. The census also shows that the percentage of people 
living in villages and rural districts is 91.3 — which is a much 
greater proportion than in the United States, where only 7 
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per cent are in the rural districts. There are only two cities 
with a population of over 25,ooo^San Juan with 32,000 
and Ponce with 28,000. 

The bulk of the people depend upon daily wages as a 
means of livelihood and, as stated, are agricultural laborers. 
These farm-hands are known as "peons" and are wretch- 
edly paid — the usual wage being from thirty to forty cents a 
day during the busy season. They are ignorant, but polite, 
kind-hearted and sociable. They live, for the most part, in 
huts built of bark, sticks and canes, and almost destitute of 
furniture. A family of five or six occupies such a house of 
from two to three rooms. They are poorly clad and insuffi- 
ciently fed on a diet of rice, plantains and occasionally, cod- 
fish. Wages are paid them at times in the form of paper- 
notes or tickets drawn upon the store of the proprietor, 
where prices are higher than in the towns. The laborer thus 
gets still less value for his money. The standard of living 
is consequently extremely low, and the natural result of be- 
ing poorly housed, clothed and fed is manifested in the 
character of the labor, which is poor and lacks energetic mo- 
tive. The people seem desirous, however, of obtaining em- 
ployment, and it is claimed that it is the lack of capital which 
accounts for these adverse industrial conditions. Capital, 
then, is essential for the improvement of the laborer, and, as 
Commissioner Carroll says, "it is manifest that the great 
object to be gained (in the up-building of Porto Rico) is the 
raising of the working classes to a higher level of intelli- 
gence, of efficiency as laborers, of power and intelligence as 
citizens, and of comfort and enjoyment as social creatures.*' 
The condition of the artisans, living generally in towns, is 
an improvement over that of the agricultural laborers. Their 
wages are higher, ranging from $1.25 to $1.50 a day, and 
they are consequently better provided for and more intelli- 
gent. 

The status of education in Porto Rico has been deplorable 
and the degree of illiteracy enormous. Reading and writing 
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were unknown to the laborer, and education has been one 
of the greatest needs of the island. By the recent United 
States census it was shown that 83.2 per cent of the popu- 
lation were absolute illiterates, and that 14.5 per cent could 
both read and write, while about y^, per cent had a higher 
education. The reason for this extent of illiteracy is the 
very simple one of inadequate educational facilities, and in- 
efficient methods of instruction. The system of education 
imder the Spanish regime was most incomplete and the 
appropriations devoted to educational purposes most inade- 
quate. No proper schools were provided and no sufficient 
educational appliances furnished. Ordinary houses were 
used for school purposes and teachers often neglected their 
duties for personal or domestic reasons. Under the circum- 
stances, therefore, the illiteracy was a natural product of 
existing conditions. But the advent of the United States 
into the field has already worked great changes, and by con- 
stant and persistent effort the educational status of the in- 
habitants is being gradually raised. 

From these economic and social conditions, it can readily 
be inferred that high expectations on the score of a liberal 
voting franchise would be unjustifiable in Porto Rico. Fur- 
thermore, Spain has never been noted for inculcating ideas 
and habits leading to political ability and independence. It 
has always been that nation's policy to administer govern- 
mental affairs as much as possible without consulting the 
wishes of the people. Particularly is this true of her colonial 
provinces. 

There is not found in the Spanish system that regard for 
the welfare, for the economic and political independence of 
the colonists, that has characterized, whether voluntarily or 
not, the Anglo-Saxon development. As a rule, of late years, 
even with crown colonies, the English government has not 
simply considered imperial benefit, regardless of popular 
interests. When there has been a clash of interests, the 
British government has, of course, often forced its view 
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upon the colonies. But the whole line of English develop- 
ment has been to raise the political standard of the people 
and to enlarge gradually their sphere of influence. It is true 
that this may be due as much to the political genius of the 
Anglo-Saxon as to the character of the British government 
itself. But, nevertheless, there has been manifested a spirit 
of compromise, even if forced by the nature of circum- 
stances ; there has been a willingness to recognize the force 
of facts which has led the government to conform to popular 
interests and to accept the inevitable before disastrous re- 
sults occurred. This has been characteristic of English insti- 
tutions. But with the Spaniard another type of man and 
government has been disclosed. 

Government seems to be regarded more as an extraneous 
force and not as the natural outcome of social conditions. 
It is used for purposes of class or personal benefit and 
aggrandizement. Not only did the condition of the colonists 
of Porto Rico help to bring about a form of government 
practically destitute of local autonomy, but the government 
itself was so constituted and administered as to foster that 
end. A strong system of centralization deprived the colon)r 
of any degree of local independence and invested the gov- 
ernment officials with authority to exert their influence in 
their own behalf regardless of popular interests. Thus the 
franchise, even if it had been widely extended under the 
Spanish regime, could have accomplished little real political 
training. 

These considerations will throw light upon the suffrage 
problem and aid in furnishing a basis for rational judgment 
on the question. In addition to the usual age, citizenship 
and residence qualifications, the United States first provided 
an alternative property or educational test; that is, the 
ownership of real estate or of personal property to the value 
of twenty-five dollars, or ability to read and write, entitles 
any qualified person to vote. In these requirements, the 
United States attempted to regard, in part, the actual con- 
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ditions existing in the island. Porto Rico, we have seen, 
does not enjoy a large measure of industrial prosperity and 
a general diffusion of intelligence, which are necessary to 
make universal suffrage and general political independence 
successful. With 83 per cent of the total population unable 
to read and write, and a large mass of the agricultural lab- 
orers living on the margin of existence, with a generally low 
standard of life and the lack of development which that im- 
plies, it was necessary to debar the most incapable from par- 
ticipation in political activity. The property or educational 
test was intended to accomplish this purpose. But, in plac- 
ing the property qualification at so low a value, and in per- 
mitting the educational test to be substituted for it, the 
greatest liberality was granted. 

Although in time, with the establishment of the American 
educational system in the island, and the probable rapid 
growth of industry, brought about by an influx of Ameri- 
can capital and by the development of an American market 
for Porto Rican goods, such qualifications may prove work- 
able, at present it is doubtful whether the best results can be 
attained with these simple requisites. The property qualifi- 
cation,, placed at so low a figure, is practically worthless as 
a check to the industrially undesirable. It cannot be a real 
safeguard, as it is not high enough to insure the likelihood 
of capacity and ability in those possessing it. Indeed, the 
purpose of the law may be easily frustrated by the es^e with 
which such a small amount of property may be transferred 
from one to another. This appears actually to have been 
done in many cases, even at this early date. In short, the 
educational test is alternative with the property qualification, 
and the latter can be evaded. It must also be remembered 
that the hereditary impediments in the way of good adminis- 
tration are great and difficult to overcome. Anything which 
gives a loop-hole for the free play of this defective side, 
before the regenerating power of education has been ^ven 
time to work, is a menace to the best interests of the island. 
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It is not meant to imply that such must necessarily or im- 
mediately be the result of the policy pursued in Porto Rico, 
but that instability of administration may arise at any mo- 
ment from these causes. 

From this discussion, regarding the conditions to be con- 
sidered in the American dependencies in connection with the 
suffrage problem, it may be seen how varied are the factors 
in the determination of our new colonial questions. Suf- 
frage is not a thing to be studied separately and apart by 
itself; it has a natural basis in the physical and industrial 
conditions of the environment on the one hand, and in the 
racial characteristics constituting heredity on the other. Any 
system of suffrage, therefore, which is not based upon these 
fundamental conditions, must sooner or later prove unsatis- 
factory if not disastrous. Looked at from this point of view, 
the idea that abstract or "American" principles per se can 
be imposed upon a newly-acquired territory is seen to be 
fallacious, and the necessity of permitting local conditions 
to determine for themselves, to a greater extent, the real 
content of political institutions, is apparent. We are able 
to see also the truth of the expression that "democracy is 
rather a stage of development than a form of political organ- 
ization." We must abandon the a priori solution of the suf- 
frage question and search deeper in the motives governing 
political action. 

In American dependencies, therefore, where the condi- 
tions are so different from those on the mainland, the ques- 
tion of applying our political ideas and standards to their 
inhabitants is a very serious one. Qualities which we take 
for granted and upon which we build our whole political 
system are often lacking in the other races. The spirit of 
compromise, for instance, is undeveloped in the native, and 
this fact constitutes a serious drawback to popular govern- 
ment. The personal element, also, is continually thrown in 
the foreground, and individuals, rather than issues, are 
attacked and defended. Since, therefore, the native is not 
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fully prepared for all our political institutions, we must 
apply only those which have a prospect of successful opera- 
tion. 

Finally, in weighing the relative value of educational, 
property and other tests for particular cases, and in consid- 
ering from a critical standpoint the suffrage qualifications 
adopted by the United States for its new possessions, there 
is one point which deserves especial emphasis, viz, the exact 
nature of the legislative questions immediately confronting 
the various insular governments. The query. What shall 
be the suffra'ge qualifications of voters? in any particular 
case, is closely related to that other question. Upon what 
measures is the elected legislature to act ? There are epochs 
in the development of every society, whether colonial or 
metropolitan, when, in order to avert social shipwreck, the 
conservative classes must control public policy ; but there are 
also other periods when, to prevent decay or stagnation, it is 
equally important that the progressive or radical factors of 
society be allowed free play. At a given moment, the par- 
ticipation of large masses of the people may be a vital neces- 
sity to insure the adoption of essential laws, and in such 
cases the restriction of the suffrage to the ultra conservative 
classes would be disastrous. The application of this prin- 
ciple is clearly seen in Porto Rico and the Philippines. In 
Porto Rico the political agitation and unrest, incident to the 
change from Spanish to American sovereignty, have been 
slight as compared with the conditions of Cuba and the 
Philippine Archipelago. The island has not been rent by 
destructive military factions nor by guerrilla warfare. 
While there was at one time some disorder and destruction 
of property, resulting from the popular feeling of hostility 
towards the large Spanish landholders, yet in the main the 
propertied classes have been left in possession of their hold- 
ings. The reforms which must necessarily be introduced 
under the American regime would naturally be opposed by 
some of the large property-holders and advocated by the 
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less favorably situated classes of the population. The impos- 
sibility of securing the introduction of these sweeping meas- 
ures of reorganization, if suffrage had been confined to the 
most conservative classes, is therefore apparent. The more 
radical elements of the community may require considerable 
guidance, and may even present difficulties in the future 
management of the government, but the services which they 
have rendered in welcoming the introduction of important 
l^slative measures of vital importance to Porto Rico can- 
not be forgotten. In the Philippines, on the contrary, a 
long period of social chaos in extensive portions of the 
islands has made it impossible for stable political institu- 
tions to take firm root. The important need in the archi- 
pelago is, therefore, not alone the introduction of govern- 
mental reforms, but the general and complete acceptance by 
all classes of the people of the present regime and the estab- 
lishment of order. For this purpose the co-operation of the 
conservative classes is especially essential. Little progress 
can be made toward the development of the islands until the 
sympathy and activity of these influential elements of the 
population are enlisted upon the side of the government. 
This result is now being obtained, and in order to secure its 
full realization it would seem especially important to empha- 
size those qualifications for the suflfrage which tend to secure 
conservatism. 



II. 

POLITICAL CONDITIONS AFFECTING THE SUF- 
FRAGE IN COLONIES. 

The conditions affecting the suffrage in colonies may be 
viewed from two distinctly different standpoints. First, it 
may be asked, are the local conditions favorable to a particu- 
lar set of suffrage qualifications? Secondly, in any given 
arrangement of the franchise, what are the conditions in the 
general scheme of colonial government tending to a legiti- 
mate and beneficial exercise of that right ? The first question, 
already treated, deals with the manner in which the electorate 
should be constituted — ^the character of the people to be en- 
franchised ; the second is concerned with the forces at work 
in the political system which tend to make the electorate 
exercise its power in harmony with a stable and efficient 
administration of government. The former is rather an 
economic and racial problem, the latter a constitutional 
question. The one inquires into the general social condition 
of the population, its racial make-up, its economic status, its 
degree of education, and its political training with the view 
to determining to what extent the franchise may be profit- 
ably granted. The other investigates the provisions of the 
government which tend to modify the power of the electors. 
Such a study reveals the means that may be employed to 
prevent a liberal franchise from resulting in political mis- 
management. 

Looked at from this point of view, the problem shows 
that the degree of popular government accorded a colonial 
possession is not measured alone by the character of the suf- 
frage qualifications. Seemingly democratic institutions may 
be modified by the organic act for the government of the 
colony or by the various regulations imposed in the adminis- 
tration of colonial affairs. For example, the establishment of 
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separate elected and appointed colonial organs, the specified 
powers of the local government, and the degree of control 
reserved in the home government may all be powerful influ- 
ences serving to counteract a wide and liberal franchise. 
There is thus oftentimes a definite relation between the ex- 
tension of the suffrage and the colonial constitution defining 
the powers of the local government. It is safe, for example, 
to grant a broad franchise when sufficient checks are em- 
ployed to make the passage of unwise legislation impossible 
or diflicult of attainment. On the other hand, a restriction 
of the right to vote may justify fewer checks and greater 
autonomy. 

It would not be impossible, indeed, to have broad suf- 
frage qualifications and large colonial powers simultane- 
ously. But such a state of affairs would be adapted only to 
colonies the most highly developed both economically and 
politically. Usually we find that an appointed upper cham- 
ber or restricted local powers, or both, accompany a broad 
franchise. Or, it may be that where a liberal suffrage is 
provided for the election of members of the lower, house, a 
more exacting rule is prescribed for the higher chamber of 
the colonial legislature. This is the case in Victoria, where 
the legislative assembly is elected by popular suffrage, but 
a property qualification is required for the election of mem- 
bers of the legislative council. It would be well to examine, 
therefore, in some detail this relation between the franchise 
and the colonial constitution defining the governmental sys- 
tem, in order to discover where they supplement each other 
and where devices are employed to offset the effects of a 
liberal franchise. 

Of the English colonies, Australia and Canada have prob- 
ably reached the highest point of democratic colonial devel- 
opment. Here we find great freedom in the exercise of the 
franchise. For the election of members of the lower house 
in New South Wales, Victoria and Queensland there is 
popular suffrage. This is true of Canada also. But in all 



Suffrage in Colonies. 29 

these cases the upper house is appointed either by the Crown 
or by the governor, except in Victoria, where a property 
qualification is imposed for the election of members to this 
house. Thus the possibility of having one branch of the 
legislative body elected on a radical basis is offset by the 
assurance of a certain measure of conservatism in the tenure 
of the other house. But while the action of both houses is 
necessary for the enactment of laws it must always be re- 
membered that responsible government exists in each of 
these colonies and that consequently the representative idea 
embodied in the lower house is the predominant factor in the 
governmental system. Nevertheless the mere existence of 
an upper house, elected or appointed on a different basis and 
representing more conservative tendencies than those found 
in the lower body, will necessitate a more careful and thor- 
ough supervision over legislative matters than would other- 
wise obtain. While a conservative upper chamber may not 
be able at all times to resist the clamoring demands of the 
radical body, enforced by the temporary support of popular 
approval, it may in many instances secure a revision of legis- 
lative action and check hasty and ill-advised measures ema- 
nating from the lower house. 

To secure this conservatism in the higher branch of the 
legislature other means are employed besides the manner of 
appointment. One of these is seen in the length of the term 
of office. In New South Wales, Queensland and Canada 
the members of the legislative council are nominated for 
life, while the representatives in the assembly, elected by pop- 
ular suffrage, hold office for comparatively short periods of 
time. This naturally gives the upper house a greater inde- 
pendence than the popularly elected lower house and offers 
a further restraint upon a liberal franchise. Furthermore, 
in Canada and Victoria a property qualification is required 
of members of the upper chamber. 

Another vital condition affecting the suffrage is the de- 
gree of independence accorded in colonial law-making. 
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Perhaps completeness of legislative authority is the supreme 
test of colonial autonomy. So long as the legislative power 
of the local government is restricted and brought under the 
control of the mother country, the real seat of authority is 
outside the local government, no matter how liberal the suf- 
frage qualifications. This degree of control reserved in the 
home government is of the first importance, for it enables 
an effective supervision over colonial affairs to be main- 
tained at crucial moments. It is a simple device capable of 
the most beneficial results. Through its exercise a ready 
remedy may often be found for the evils of radical legisla- 
tion at times attendant upon a broad suffrage. In fact, it 
may easily be employed as a safety-valve to a wide fran- 
chise. The latter will give the semblance of self-govern- 
ment and the former the substance of authority — ^the real 
external control. 

It is for this reason that Great Britain utilizes the princi- 
ple of legislative supervision so generally. A certain meas- 
ure of control would exist in the simple veto power of the 
governor who is appointed by the Crown and therefore im- 
bued with imperial interests. But the bills passed by the 
colonial legislature do not always require the mere assent 
of the governor. As a rule, a further precaution is taken to 
bring the administration of colonial affairs into harmony 
with imperial ideas, interests and institutions. This is ac- 
complished by the provision which requires certain bills to 
be reserved for the approval of the Crown, or if approved 
by the governor, it is required that they be suspended from 
operation until confirmed by the Crown. Even the usual 
legislation may sometimes be disallowed by the Crown, as 
in the case of Canada, where laws may be annulled within 
two years. The special cases requiring the royal consent 
usually deal with questions relating to such matters as dif- 
ferential duties, the army and navy, currency, the effect of 
foreign treaties and unusual acts relating to the rights of 
British subjects not resident in the colony. 
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In this manner such vital topics are removed from the 
■exclusive control of the local legislature and reserved for 
the decision and judgment of the imperial government. In 
dealing with grave and important questions, it can readily 
"be seen that it would be a dangerous policy to give free play 
to the local organs, subject to waves of popular feeling, when 
elected on a broad basis. Even without a popularly elected 
house there may still be the necessity of supervision exer- 
cised by the home government, but with a wide franchise as 
the basis of one branch of the legislature the necessity is, in 
most cases, doubly apparent. Broad suffrage qualifications 
must be accompanied by some means of counteracting the 
effects of ill-advised action of popular assemblies. The 
home government should be allowed the same free play as 
though it were unhampered by a wide suffrage. In depend- 
-ent communities, it is only by hedging a liberal franchise 
in these various ways that it can be made to perform its 
office of educating the people while, at the same time, avoid- 
ing dangers that might ensue from popular control. 

Turning to Cape Colony we find that the same widely ex- 
tended franchise is not granted, although the colony enjoys 
a system of responsible government. The large percentage 
of colored races with their lack of education necessitated an 
abridgment of the suffrage. Both a property and an educa- 
tional qualification were prescribed to meet the situation and 
in this manner the exclusion of the radical and untrained 
elements from participation in politics was accomplished. 
The bars having been thrown up here, there was not the 
same necessity for providing a special or different method 
of appointment for the members of one branch of the legis- 
lature. The source of political action itself was purified and 
the probable disturbing elements eliminated. There was no 
need, therefore, of making the tenure of office in the legisla- 
tive council radically different from that in the legislative 
assembly. Both houses are elected by the same class of 
TOters possessing the property and educational qualification. 
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It was felt that the standard set for the electors was suffi- 
ciently high to allow them to determine the membership of 
the upper house without jeopardizing the legitimate inter- 
ests of conservatism in this branch of the legislature. But 
it was shown in the colonies enjoying large freedom in vot- 
ing that the upper chamber was appointed, or as in Victoria, 
elected on a different basis from the lower house, so that in 
this manner the possible dangers of a liberal franchise were 
guarded against. It is worthy of notice, however, that even 
in Cape Colony where the franchise is doubly restricted, a 
property qualification is required of members of the legis- 
lative council. Thus the sphere of choice is further nar- 
rowed and popular influences given less importance. 

The problem in Jamaica is especially interesting and is 
solved on distinctly different lines. The conditions for real 
popular government are still less favorable in this colony. 
In the Cape one-fourth of the inhabitants are Caucasians, 
but in Jamaica only two and one-half per cent of the popula- 
tion are whites, while the economic conditions are unsettled 
and unfavorable to stable political development. The island 
is not ready for local autonomy and it would be unsafe to 
entrust to the insular inhabitants the complete management 
of their affairs. It seemed desirable, however, that the 
colony should enjoy some form of popular government. The 
problem could be solved in two ways. A narrow franchise 
might be granted with high property and educational tests 
so that the electors should be strongly conservative and alive 
to their political responsibilities. The legislature so elected 
in one of its branches might then be given broad powers and 
entrusted to a large degree with the insular administration. 
The weeding-out process in making up the electorate would 
tend to insure an efficient legislature capable of taking a 
point of view broad enough to satisfy not only local interests 
but also imperial demands. On the other hand, an opposite 
policy might be pursued. It was possible to grant a liberal 
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franchise, but to control the powers of the elected members 
of the legislature. 

This is the course that was pursued. England preferred 
to give the form of political power to the colonists and re- 
serve to herself the final decision in periods of crises. Con- 
sequently there is only a light property qualification for the 
exercise of the right to vote and not even an educational 
test. This is noteworthy, because at the time of providing 
the qualifications ( 1886) only about one-fifth of the popula- 
tion could read and write. In fact, the commission sug- 
gested that an educational test be imposed, but it was felt 
that such action might work an injustice to a number of 
persons really capable of exercising the franchise through 
their industrial development. The idea of the educational test 
jWas abandoned and only the property qualification provided. 
But it was fully realized that such a liberal system under the 
existing conditions could not be worked effectively if un- 
aided by a counterbalancing force. This was provided in 
the make-up of the legislative council which is so constituted 
as to embody representative institutions but not what is 
known as responsible government. 

This council is composed of fourteen elected members, five 
ex-officio members, and a maximum number of ten other 
appointed officials, together with the governor, who has only 
a casting vote. At ordinary times it was so arranged that 
the elected members should be in the majority, the ex-officio 
and appointed officers (usually eleven) not being sufficient 
to outweigh the elected representatives. But authority is 
vested in the Crown and provisionally in the governor to 
appoint from time to time, in cases of "paramount impor- 
tance," additional members to make up the total of ten, ex- 
clusive of course of the five ex-officio members. This device 
secures the dominance of imperial interests on vital occa- 
sions, thus offsetting the powers of the elected representa- 
tives and counteracting the effect of the liberal suffrage. In 
contrast to this, we see that Cape Colony was given a nar- 
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rower franchise but greater independence in the local gov- 
ernment. In Jamaica, however, the wide suffrage was con- 
ditioned by the make-up of the council. 

This reserve power of the home government has been 
recently utilized and resulted in momentous consequences. 
Its use strikes at the root of colonial self-government and 
determines, regardless of the suffrage qualifications, whether ' 
the colony or home government is master of the situation. 
The difficulty first arose in Jamaica over the passage of a 
tariff law, the object of which was to increase the customs 
revenue. The elected members objected to its immediate 
consideration and managed to secure a sine die adjourn- 
ment. This would prevent the bill from being brought for- 
ward in the same session. The governor, therefore, pro- 
rogued the council and called a new session for the follow- 
ing day. In addition, in order to secure the passage of the 
measure he declared the tariff bill to be a matter of "para- 
mount importance," and appointed four additional members 
in pursuance of the power, subject to the approval of the 
imperial government, given him in such cases. This created 
great opposition among the elected representatives who in- 
troduced resolutions condemning the government and im- 
peded the business of legislation. This state of affairs con- 
tinued until the governor, after the first reading of the bill, 
withdrew the four additional members he had appointed — 
the elected representatives having agreed to abstain from 
further obstructive measures and to support the government 
in securing all the required revenue. For the time being a 
settlement was reached, but later the colonial secretary sent 
instructions to the governor to add four more appointed 
members in order that the government might be in the 
majority. This action had been precipitated by the elected 
representatives abolishing certain offices and reducing the 
emoluments of others in order to effect economy in the sev- 
eral departments. The control of insular affairs, therefore, 
was put into the hands of the imperial forces and no change 
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has yet been made. Although the people have the right to 
vote they cannot pass the measures they desire. In this 
manner the constitutional loop-hole has been utilized and the 
power of the suffrage minimized. 

Aside from this general restraint imposed upon the local 
will there are found in Jamaica other more usual restrictions 
placed upon the enactment of laws relating to divorce, the 
issue of bank-notes and the currency, the establishment of 
banking associations; and, as is the case in other colonies, 
restrictions are placed upon the bills imposing differential 
duties, bills appearing inconsistent with imperial treaty obli- 
^tions, bills interfering with the discipline of the imperial 
forces in the colony, and bills prejudicial to the rights of 
British subjects not residing in the island. The governor 
cannot approve any one of the foregoing bills unless there is. 
a suspension clause which delays its operation until the assent 
of the Crown has been secured or "unless the governor has- 
satisfied himself that an urgent necessity exists requiring: 
that such bill be brought into operation, in which case he is 
authorized to assent to the bill, unless the same shall be re- 
pugnant to the law of England or inconsistent with any im- 
perial treaty obligation." These are all only natural and 
proper restraints upon the local organs and do not represent 
any unusual or improper restriction upon the legislative 
rights connected with the exercise of the franchise. 

Turning to the American dependencies, an attempt may 
^ow be made to judge whether there is so marked a relation 
between the qualifications for the exercise of the franchise 
and the organization of governmental authority as exists in 
the English system. In that system it was found that, where 
the right to vote was not generally restricted, a set of con- 
ditions embodying some form of checks and balances 
usually accompanied the liberal franchise. In fact, these 
regulative devices made it possible to maintain the demo- 
cratic features of the colonial government. The United 
States, however, from one point of view was not allowed the 
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same free play in dealing with her colonial questions. Al- 
though a younger nation, democratic traditions fettered her 
more than they had England. The ideal of political equality 
was so strong that it tended at first to blind the eyes to 
actual contradictory conditions. There was a widespread 
feeling, resulting from this political ideal, in favor of 
granting a large measure of liberty to the new possessions 
both on the side of suffrage and in legislative matters. In 
some cases, however, the defects and incapacity of the new 
peoples became so glaring as to necessitate a form of gov- 
ernment in more strict accordance with the local conditions. 
Thus it will be found that Porto Rico and the Philippines 
are provided with organic acts that impose a more restrain- 
ing hand upon the insular governments. 

On the other hand, Hawaii was allowed more latitude. 
Indeed, the conditions in the islands seemed to warrant more 
local autonomy. The people were prosperous and civilized ; 
they had some experience in self-government and over 80 
per cent of the natives were able to read and write. The 
island had also become largely Americanized and the native 
had some conception of American ideas and institutions. 
Accordingly only an educational qualification was exacted 
and the electorate so constituted was permitted to vote for 
members of both branches of the legislature. There was no 
distinction made in the manner of election and both houses 
were put on the same basis. Whether too much latitude has 
not been granted in this respect has yet to be proved. The 
recent friction between the governor and legislature seems 
to throw some doubt upon the expediency of this plan and it 
is questionable whether the best results might not have been 
accomplished by a more conservative appointment of the 
upper house. 

The legislature is granted large powers — ^the law provid- 
ing that "the legislative power of the territory shall extend 
to all rightful subjects of legislation not inconsistent with 
the Constitution and laws of the United States locally ap- 
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plkable." However, in addition to the inherent power of 
Congress over all territories, a check is put upon the action 
of the l^islature and serves to some extent to counteract the 
effect of the liberal suffrage qualifications. Certain pre- 
cautionary measures are taken by the United States to pro- 
tect the people from an unwise or thoughtless exercise of 
power by imposing special restrictions upon the legislative 
authority. For example, the consent of Congress is neces- 
saty for the legislature to grant any special or exclusive 
privilege to any corporation or individual. Neither can the 
legislature grant private charters, but only by general act 
may it permit persons to associate themselves together as 
bodies corporate for various industrial, financial^ engineer- 
ing, educational, religious and other purposes. Neither can 
the legislature grant divorces nor appropriate money for the 
benefit or support of sectarian or private schools. The terri- 
torial government or any sub-division of it can make no sub* 
scription to the capital stock of any incorporated company ; 
nor can the territory contract any debt except to pay the 
interest on the existing indebtedness, to suppress insurrec- 
tion, or to provide for the common defence ; but in addition 
the legislature may authorize loans for the erection of penal, 
charitable and educational institutions and for public im- 
provements. The legislature, however, cannot incur a total 
indebtedness at any one time of more than 7 per cent of the 
assessed value of the taxable property, and no indebtedness 
can be incurred without the consent of the President of the 
United States. 

In these cases we note sometimes an absolute prohibition 
and sometimes a prohibition contingent upon the approval 
of Congress or the President. For the most part these re- 
strictions are only ordinary ones and many of them possess 
no distinctive colonial character. Those relating to the 
granting of exclusive privileges and to incurring indebted- 
ness, for example, might be equally well applied to cities, 
and the consent of the legislature of the state or of the gov- 
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emor required instead of that of the Congress or of the 
President. They serve to keep in check extreme assertions 
of power and to prevent unsound legislation. They are, as 
it were, only an accidental offset to this particular set of 
liberal suffrage qualifications, for they might very well be 
applied under other conditions. More stringent require- 
ments could have been made. With a careful supervision of 
colonial affairs there is much more likelihood of securing the 
most harmonious results. Under the present system, the 
chief efforts are rather towards giving the territory the 
benefit of American experience in financial affairs and in the 
matter of granting exclusive privileges to corporations. 

The organization of the executive department conforms 
to the usual plan of territorial government without any spe- 
cial effort to counteract the democratic influences in other 
parts of the system. The ordinary course is pursued and the 
governor, a citizen of the territory of Hawaii, is appointed 
by the President with the advice and consent of the Senate 
of the United States. This office is thus placed beyond the 
reach of the liberal suffrage and serves as a link to bind the 
island to the home government. But in the selection of 
other executive officials, greater regard for local autonomy 
is shown than in the dependencies acquired from Spain. 
The governor and Hawaiian Senate appoint the heads of 
the executive departments, with the exception of the secre- 
tary of the territory, who exercises, when necessary, the 
duties of governor and who is appointed therefore by the 
President. 

To sum up, we find that in Hawaii the native is given a 
liberal franchise — for education is so generally enjoyed by 
him that it is an easy matter to meet the test — ^and at the 
same time he is permitted to vote for the members of both 
branches of the legislature, thereby disregarding the usual 
means employed to prevent a liberal franchise from reach- 
ing the upper house. A further evidence of democratic 
spirit is seen in the appointment of administrative officers. 
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On the other hand, in the making of laws certain matters 
are subject to the final approval of the home government, 
the governor is appointed and may be removed by the Presi- 
dent and has a relative veto over legislation. But in these 
respects no unusual requirements have been made and the 
conditions generally accompanying a wide suffrage are not 
so clearly apparent. The relation between a liberal franchise 
and the usual corresponding checks is not so well preserved 
in this case because of the favorable conditions prevailing 
in the islands. These conditions linked with the traditional 
American belief in political equality resulted in an unusually 
large measure of local autonomy. 

In Porto Rico the outlook was so openly tmfavorable for 
a wide participation of the natives in the government of the 
island as to make real popular rule prejudicial to the best 
interests of the people. The conditions here were almost the 
reverse of those in Hawaii. Illiteracy marked the Porto 
Ricans, while education characterized the native Hawaiians. 
In the former over 80 per cent of the natives were unable 
^o read and write, but in the latter the same proportion was 
qualified in that direction. Industrial development was 
growing apace in Hawaii, while it lagged in Porto Rico. 
The island of the Antilles also suffered from the pernicious 
evils of the Spanish regime, from which Hawaii was free, 
and had practically no experience in the art of self-govern- 
ment. Thus a prejudice in favor of broad governmental 
powers did not exist for Porto Rico as in the case of Hawaii, 
nor could such an opinion be easily created. It was evident 
that the best interests of the island would be served only by 
restraining the free play of local forces at one point or 
another. The line had to be drawn somewhere and it was 
only a question of where. Should a liberal franchise be 
granted and precautionary steps taken to prevent the elec- 
torate as organized in the legislature from doing too much 
harm, or should strict suffrage qualifications be imposed and 
large powers granted the insular government ? The former 
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was preferred in this case and the effect of the liberal suf- 
frage^ consisting of an educational or a light property quali- 
fication, was offset by restrictions imposed upon the legisla- 
ture and by other constitutional provisions. This arrange- 
ment usually appeases the average native and creates a gen- 
erally favorable impression without tying the hands of the 
home government. 

There are a number of limitations placed upon popular 
control and taken as a whole they constitute a set of condi-, 
tions vitally affecting the suffrage. In the first place, the 
upper house of the insular legislature, the executive council, 
is so constituted as to assure control to the American ele- 
ment. It consists of eleven members, all of whom are ap- 
pointed by the President and Senate of the United States, 
so that, even if there were universal suffrage, it could not 
affect this house. At least five of these must be native in- 
habitants of Porto Rico. Of the whole council six are heads 
of executive departments and are to organize them on effi- 
cient lines. Since only five are required to be natives, all of 
the executive heads may be Americans and, while the work of 
organization is going on, it is well that this possibility exists. 
In contrast to Hawaii, therefore, all of the heads of the 
chief executive departments may be appointed by the home 
government and only the lower branch or the House of 
Delegates is elected and within reach of the popular will. 
There is a further restriction in relation to membership in 
this house, the law requiring "possession of taxable prop- 
erty, real or personal, situated in Porto Rico." However 
light this may be it still shows a conservative tendency. 

The governor has the usual susp«isive veto power over 
legislation and further represents the interests of the home 
government through his appointment. To meet emergencies 
that may arise, there is also the possibility of his assuming 
more importance by the provision that the President may, in 
pursuance with law, assign to him additional executive 
duties and functions. 
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W€ find the greatest offset to popular influences in th<e 
restrictions imposed upon the legislature and upon the char- 
acter of the l^slation. After providing that the authority 
of the legislature of Porto Rico ^'shall extend to all matters 
of a legislative character not locally inapplicable/' the organic 
act requires ''that all grants of franchises^ rights and privi- 
ties or concessions of a public or quasi-public nature shall 
be made by the executive council, with the approval of the 
governor, and all franchises granted in Porto Rico shall be 
reported to Congress, which hereby reserves the power to 
annul or modify the same/' But this is not all,-— every law 
passed by the insular legislature must be reported to Con- 
gress and power is reserved by that body to annul it if 
deemed advisable. 

With such a sweeping control vested in the home govern- 
ment any system of suffrage could be worked. There might 
be friction between the insular and home governments— that 
is not denied. But this is asserted, that the right of suffrage 
would be of little real value under these circumstances when 
there was an important point at issue. The right to vote 
would be deprived of its significance, for the key to the sit- 
uation is taken from the local authorities. This Congres- 
sional control may not be frequently exercised and the island 
will not be unnecessarily made to feel its position of depend- 
ence; but legally and constitutionally the home government 
is supreme and protected from an tmwise exercise of colo- 
nial power through a liberal franchise. The Congress may 
be rarely called upon to exercise its authority because the 
governor and Executive Council have it largely in their 
power to bring about an administration of affairs in har- 
mony with American interests. They can direct the general 
course of legislation, and in many cases prevent unsuitable 
measures from gaining ground. The requirement that pub- 
lic franchises be granted by the Executive Council and gov- 
erhor, subject to the approval of Congress, places them 
beyond the reach of the popularly elected House of Dele- 
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gates. This gives less opportunity for corruption and for 
the administration of government for private ends whidi 
existed so generally under the Spanish regime and which 
might have been continued by the native Porto Ricans under 
favorable conditions. 

Thus it is chiefly due to these checks and prohibitions that 
the insular government is becoming a success and that the 
liberal franchise is working no great harm. There has been 
some slight agitation and opposition in certain quarters 
when there was not a complete comprehension of the meas- 
ure designed or the situation to be met, but a peaceful solu- 
tion has been attained in these cases. The island is becom- 
ing prosperous, roads are being built, schools are being 
erected and the government is being efficiently administered, 
not because of a widely extended franchise, but because the 
final determination of the political policy does not rest with 
the popularly elected organ of the government. Neither 
absolute dependence nor complete local autonomy would ac- 
complish at present the most fruitful results. The best solu- 
tion of the problem is effected by such a combination of the 
two principles as will develop a sense of responsibility in the 
community and at the same time prevent it from indulging 
in any of the excesses to which its inexperience might lead. 

The situation in the Philippines seemed to require more 
careful handling than that in either of the other American 
dependencies. The heterogeneous population, the warlike 
character of some of the inhabitants, the actual insurrection 
that had been existing in the islands, the interference of the 
religious orders in the government and the current political 
agitation were novel factors for the United States to meet 
in the political situation. Nor were the islands free from 
the other concomitants of the Spanish regime from which 
Porto Rico also suffered — illiteracy, undeveloped industrial 
resources and colonial misgovemment. So long had been 
the subjection to injurious Spanish influences that nearly all 
of the political evils, whether actually so caused or not. 
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were associated in the mind of the native with the methods 
of the imperial government. The inhabitants of the islands 
were, therefore, particularly desirous of freeing themselves 
from Spanish control and even, in some cases, from all ex- 
ternal control which they feared might be but a continua- 
tion of the old regime. On the other hand, the people were 
in no condition for intelligent self-government. If left to 
themselves they would in all probability be in an equally 
unfortunate condition. It was necessary, therefore, to move 
cautiously in the matter so as not to incur the enmity of the 
people and at the same time to secure a stable and efficient 
political system. But at first, the situation demanded no 
uncertain measures and the reins were drawn tightly. A 
military government was inaugurated and an efficient ad- 
ministration assured. The direction of insular affairs next 
emanated from authorities federally appointed, and the com- 
mission controlled the political situation. Gradually muni- 
cipal government came to be inaugurated as conditions grew 
more favorable and the outlook more promising. 

When the time appeared ripe for making provision for the 
inauguration of a general scheme of civil government, it 
seemed advisable for the United States to create a favorable 
impression in the system of government contemplated in 
order not to arouse unnecessary native opposition, while at 
the same time providing adequately for insular stability and 
national interests. Much the same problem in this respect 
was presented in the case of Porto Rico and much the same 
solution was adopted. Suffrage qualifications, not too ex- 
acting, could be provided and the power of the insular gov- 
ernment restricted or a highly exclusive franchise could be 
provided and the powers of government enlarged. But in 
order to secure the best results under the existing conditions, 
it was out of the question to grant a very liberal franchise 
and large governmental powers simultaneously. Freedom 
in one direction must be offset by limitations in another. 

The exercise of the right to vote means more to the un- 
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developed mind than the powers of a distant legislature. It 
touches the individual more closely and is mor^e easily 
grasped. A wide extension of the franchise impresses the 
native element^ while evils contiiigent upon the suffrage can 
be provided against kk other parts of the system. It is not 
surprising, therefore, that the suffrage qualifications did not 
extend beyond any one of the lollowing requirements : abil- 
ity to read and write English or Spanish, former tenure of 
certain official positions, ownership of real property to the 
value of five hundred pesos, or annual payment of thirty 
pesos taxes. Here we notice that a minimum amount of 
property or taxes is prescribed, but in Porto Rico the new 
law passed by the legislative assembly makes no mention of 
the amount. 

The future political system of the islands is defined in the 
Philippine act of July i, 1902 which conditionally provides 
for some measure of representative govermnent (except in 
the regions inhabited by Moros or other non-Qiristian 
tribes) two years after the completion of a census to be 
taken when the insurrection ceases and general peace pre- 
vails. The l^slature, with all the legislative power pre- 
viously conferred upon the Philippine Commission, is to be 
composed of this Commission, appointed by the President 
and the Senate, and a Philippine Assembly of from fifty to 
one hundred members elected for two years by the qualified 
voters. Thus the appointed upper body counterbalances 
the elected lower house in the usual manner and the exercise 
of the franchise is confined to organizing only one branch 
oi the legislature. The colonial system to be inaugurated 
is constructed with a view to securing the dominance of 
American ideas. 

Accordingly, some very important*limitations are imposed 
upon the legislative body. A free hand is given the govern- 
ment to meet its financial needs. If the legislature, before 
the termination of its session, which is limited to ninety 
days, does not make adequate provision for the support of 
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the government, appropriations equal to those made in tile 
last appropriation bills for such purpose are deemed to be 
made. The treasurer, with the advice of the governor, is 
then given the power to make the necessary payments until 
the legislature acts to relieve the situation. In the mainte- 
nance of the government, therefore, the elective house can- 
not control the purse strings. Again, the consent of the 
President and Congress is needed to permit municipalities 
to incur indebtedness for constructing sewers or any other 
municipal improvement, and like consent is required for 
making rules and regulations for the sale or disposition of 
public lands other than timber and mineral lands, for which 
the act provides special regulations. Furthermore, all fran- 
chises and concessions granted to any corporation are sub- 
ject to amendment or repeal by Congress. Finally, the 
sweeping clause is enacted that "all laws passed by the gov- 
ernment of the Philippine Islands shall be reported to Con- 
gress which hereby reserves power and authority to annul 
the same." The immense value of this as a counteracting 
force to the effect of a liberal suffrage is self-evident, and 
we have seen that it is utilized in Porto Rico as well as in 
the Philippines. 

Another set of restrictions imposed is in the nature of a 
bill of rights which, by narrowing the sphere of govern- 
mental action, adds protection to individual rights. The 
sphere of individual liberty thus protected is placed beyond 
the power not only of the legislative organ resting upon the 
franchise, but also of all organs of government however con- 
stituted. The prohibitions are made to extend to laws 
abridging the freedom of speech or of the press or the right 
of the people to assemble peaceably and petition the govern- 
ment for a redress of grievances; to laws infringing upon 
the freedom of religion ; to laws impairing the obligation of 
contracts; to laws depriving any person of life, liberty or 
property without due process of law, etc., etc. These, how- 
ever, are general prohibitions that might appear under any 
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set of suffrage qualifications. But other restrictions pre- 
viously referred to, as well as the general plan of govern- 
ment stand in close relation to the suffrage prescribed, by- 
offering checks to some mischievous consequences that 
might arise from the exercise of the franchise. When the 
elected body no longer holds the purse strings, when all laws 
are subject to the revision of the home government and 
when one branch of the legislature is not organized through 
the electorate, it is evident that the suffrage may be widely 
extended. And, on the other hand, if a smaller proportion 
of the population should be enfranchised and only those of 
intelligence and political capacity, it is equally obvious that 
a freer hand can with safety be given the colonial govern- 
ment. 

In conclusion it may be said that the United States in 
dealing with the new colonial problems presented to the 
nation has, on the whole, been lenient in the suffrage quali- 
fications imposed and strict in providing safeguards against 
the possible evil effects of a liberal franchise. The laxity in 
the suffrage is discernible in several ways. In none of the 
three newly acquired territories has the property qualifica- 
tion been exclusively employed and where prescribed it is 
not difficult to attain — ^the new Porto Rican law not deter- 
mining even the minimum amount of property required. 
In two of the dependencies the educational test can be sub- 
stituted for the property qualification, while in the third the 
educational test alone is prescribed. Advantage was taken 
of the low percentage of illiteracy in Hawaii wjhen ability 
to read and write was made the requisite for voting. But 
in the Spanish islands where such a test would debar large 
numbers from the franchise, a small property qualification 
was made alternate to it. The United States did not de- 
mand an exclusive educational test where education was in 
a backward state, nor require an exclusive property qualifi-^ 
cation where there was a lack of industrial development. 
On the other hand, the liberal spirit shown the native in 
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arranging the suffrage qualifications was offset by restraints 
imposed along other lines. Although the dependencies ex- 
ercise political power by electing certain officials and aid 
in the management of their own affairs, yet there is reserved 
in the home government the power to pass judgment upon 
every insular measure. Moreover, some matters are alto- 
gether removed from the competence of the elected body* 
It is chiefly by making the constitution of certain colonial 
organs dependent upon the appointive power of the home 
government, by restricting the authority of the local legisla- 
ture, and by reserving the power of supervision to the 
home government that the United States is enabled to per- 
mit a comparatively large native enfranchisement without 
endangering order and stability. This reservation of au- 
thority, on the one hand, and the granting of power, on the 
other, may be explained by the political ideals of the nation 
demanding the extension of democratic institutions to the 
new possessions, but requiring at the same time sufficient 
safeguards to prevent instability and misgovemment. 
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